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Never before has there been such utter confusion in the public mind 
with respect to U.S. foreign policy... 

Only the diplomatic historian, working from the leisure and 
detachment of a later day, will be able to unravel this incredible 
tangle and to reveal the true aspect of the various factors and issues 
involved. 


—George Kennan” 


# George F. Kennan, Memoirs, 1925-1950 (Boston: Little, Brown and Company, 1967), 
500. 
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INTRODUCTION 


OARTAUD Freres - Editeurs | Troops landing during World War II 


INTRODUCTION 


The strategic importance of the Republic of Indonesia for 
the purposes of U.S. national policy must be assessed in 
positive long-terms, rather than purely anti-Communist, 
contingent 

terms ... 


U.S. National Security Planning Board! 


As the Second World War was coming to its conclusion, Presi- 
dent Franklin D. Roosevelt held an ambiguous position about 
the Netherlands” desire to re-colonize Indonesia. On the one 
hand, the President was firmly anti-imperialist as expressed in 
the Atlantic Charter. On the other hand—perhaps influenced 
by his Dutch ancestry—he assured Oueen Wilhelmina of the 
Netherlands that Indonesia should be restored as Holland's 
holding after having lost it to the Japanese in 1942. Presi- 
dent Roosevelt's successor, Harry S Truman, continued this 
Indonesian policy. President Truman publicly endorsed the 
idea of self-determination for countries under the threat of 
foreign subjugation, but at the same time guietly supported 
the Dutch attempt to re-conguer Indonesia. While Roosevelt's 
ambiguity was primarily personal, Truman's attitude was 
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shaped by international developments following the end of 
World War II. In particular, it was necessitated by mounting 
Cold War tensions between the Soviet-led “Communist bloc” 
and the United States-led capitalist “Free World.” Convinced 
that the Communist bloc planned to expand its influence 
internationally, and conseguently would threaten the interests 
of the Free World, the Truman administration (1945-1953) 
pursued a policy to “contain” the spread of communist influ- 
ence, including in Indonesia. 

The Truman administration's anticommunist policies 
in Indonesia defined the parameters of U.S. foreign policy. 
This was especially because of Indonesia's rich natural re- 
sources and strategic location between the Indian and Pacific 
oceans, and between Australia and mainland Asia. (See Map 
1)2 “Cold War consciousness” became pervasive in this and 
the succeeding two administrations. President Dwight D. 
Eisenhower's foreign policy, motivated by a desire to avoid 
Truman's “mistake” that had resulted in the “loss of China” 
to the communists in 1949, was determined to halt the 
spread of communism in Indonesia.? It attempted to stem 
the country's growing communist following and its closer 
ties with the Communist bloc. President John F. Kennedy's 
slightly different policy attitudes from those of the Eisen- 
hower administration were more favorable to the aspiration 
of the Indonesian people, as well as other newly-independent 
countries. Continuing the Truman and Eisenhower adminis- 
trations” perception of Indonesia under the shadow of the 
Cold War, however, the Kennedy administration's policy on 
Indonesia was similarly motivated by fear of losing Indonesia 
to the communists. 

This study will explore the various contours and devel- 
opments of U.S. policy toward Indonesia during the Cold 
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War period, with emphasis on the Eisenhower and Kennedy 
administrations. Chapter one lays out the wider historical 
backdrop for Indonesia's intensive contacts with the United 
States. For a long period of time the Indonesian archipelago 
had been ruled as a Dutch colony. The rule, which originated 
in the early seventeenth century, affected the economic, social 
and political life of its people. In response to both increas- 
ing oppression by the Dutch and enhanced educational 
opportunity, Indonesian nationalists organized themselves 
in movements that aimed to achieve full independence. The 
militarization of these movements under the Japanese occu- 
pation forces—which took over the islands from the Dutch 
in 1942—and the surrender of Japan to the Allies at the end 
of the Second World War encouraged the nationalists to pro- 
claim independence. Disregarding Indonesia's proclamation of 
independence and America's own anti-colonial principles, the 
Roosevelt administration supported plans to restore Indonesia 
under Dutch colonial rule. 

Chapter two briefly discusses the Truman adminis- 
tration's policy toward Indonesia in the context of the Cold 
War. The administration continued its predecessor's ambiva- 
lent attitudes toward Indonesia. On the one hand, it favored 
granting some measure of independence to Indonesia. On the 
other hand, it supported Dutch control over the archipelago. 
This support was in most part necessitated by the Netherlands” 
importance as a U.S. Cold War ally in Western Europe. Only 
after realizing that Indonesian leaders, including President 
Sukarno, were not pro-communist did the administration 
begin to redirect its policies toward Indonesia and support 
independence. 

Chapter three surveys the development of U.S.-Indo- 
nesian relations during President Eisenhower's first term 
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(1953-1957). The Republican President initially adopted a 
policy of non-interference toward Indonesia. When concerns 
were later raised over Indonesia's handling of its domestic 
politics and foreign relations, the administration shifted to 
a policy of intervention. Alarmed by the rapid growth of the 
Indonesian Communist Party and by Indonesia's relations 
with the Soviet Union and the People's Republic of China, 
the administration decided to interfere. This increased mili- 
tarization is the subject of Chapter four. 

In Eisenhower's second term (1957-1961) the U.S. gov- 
ernment heavily involved the Central Intelligence Agency 
(CIA) in planning and commencing some covert American 
military engagement. This was most evident in the adminis- 
tration's support for the regional rebels who Washington 
thought would be able to challenge the Indonesian central 
government and military command. Eisenhower hoped that 
this support would prevent the nation from moving further 
to the Communizst side. The rebels' failure, Washington's mis- 
interpretation and miscalculation of the situation, and the 
Indonesian central government's success in dealing with the 
rebellion issue eventually led the Eisenhower Administration 
to shift policy to favor the Sukarno government. 

Although it adhered to its predecessor's Cold War objec- 
tives, the Kennedy administration (1961-1963) de-emphasized 
reliance on the CIA and U.S. military institutions and sought 
to woo Indonesia to the U.S. position by less forceful means. 
It also softened U.S. opposition to Indonesia's non-aligned 
foreign policy. As we shall see in Chapter five, the admin- 
istration reluctantly acknowledged Indonesia's neutralist 
policy and helped find a solution to its dispute with the 
Netherlands over the territory of West New Guinea. After 
a series of diplomatic efforts, the Kennedy administration 
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succeeded in bringing the Dutch and the Indonesians to 
the negotiating table, and the dispute was peacefully settled. 
The administration's acknowledgement of Indonesia's policy 
and its interest in helping solve the dispute were nonetheless 
primarily motivated by Cold War considerations. 

With the success in helping Indonesia to gain control over 
West New Guinea in a relatively peaceful way, the Kennedy 
administration moved toward capitalizing on the settlement 
by building closer relations with this largest Southeast Asian 
nation. To this end, the administration planned to launch a 
series of economic assistance programs aimed at stabilizing 
Indonesia's ailing economy. These efforts to link Indonesia's 
and the United States” interests more closely, however, fell 
apart. The failure was primarily caused by Indonesia's strong 
opposition to the formation of the Malaysia federation, which 
the United States supported. Chapter six shows that the Su- 
karno government's determination to use force in addressing 
the Malaysia issue helped complicate Washington's efforts 
to rebuild U.S.-Indonesian relations. The abrupt end of the 
Kennedy administration in 1963 left the efforts unfinished. 

By describing the dynamics of foreign policy formulation 
in each of the administrations the chapters offer a formula 
story of the inner working of U.S. foreign policy formulation 
with its shifting cast of characters and often contradictory 
emphases. As these chapters will show, policy formulation was 
not always clear and linear, but often obscure and circuitous. 
It reflects the reality that United States policymakers did not 
always have a clear sense of how to deal with Indonesia. At 
the same time it also reflects the pervasiveness of Cold War 
consciousness in the shaping of U.S. foreign policy—toward In- 
donesia and other Southeast Asian countries, such as Vietnam. 

Much has been written about United States policy toward 
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Asia during the Cold War. Most of the literature on the topic, 
however, focuses on United States policy toward countries of 
East Asia, such as China, Taiwan, Japan and Korea. With the 
exception of Vietnam, historical studies on U.S. foreign policy 
toward Southeast Asian countries have been very limited. Even 
more s0 are studies on policy toward Indonesia. The fact that 
between 1953 and 1963 the United States was involved in 
major overt and covert policies toward Indonesia has received 
inadeguate attention in the study of United States foreign 
policy of the period. This was in part due to the inability to 
access important sources, since for many years a great number 
of U.S. government materials from this period were classified. 

In their book Subversion as Foreign Policy: The Secret 
Eisenhower and Dulles Debacle in Indonesia, Audrey and 
George Kahin examine American policy toward Indonesia, 
but center only on the Eisenhower administration." More 
specifically, the Kahins focus almost exclusively on the covert 
actions that President Eisenhower, the Dulles brothers and the 
CIA took during the Indonesian regional rebellion in 1957- 
58—actions that eventually resulted in a major debacle. As 
the two admit in the Addendum to the book, the manuscript 
had been ready for publication when they received the just- 
published Foreign Relations of the United States, 1958-1960, 
Volume XVII, Indonesia” Conseguently, most of the primary 
sources that are published in the volume were not available 
to them at the time of their writing. 

In the dissertation entitled United States Relations with 
Indonesia, 1953-61, Soo Chun Lu examines U.S. relations 
with Indonesia within the context of the Cold War.” Like 
the Kahins, however, Lu only studies the policies of the 
Eisenhower administration. Lu's monograph does not exam- 
ine how the pre-war and war-time independent movements 
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shaped Indonesia's post-war nationalism, how the Eisenhower 
administration's policy toward Indonesia was rooted in the 
Roosevelt and Truman administrations, and how the Kennedy 
Administration continued or discontinued the policies of 
the Eisenhower administration. Based almost exclusively on 
sources written in English, Lu's work includes no any sources 
written or published in the Indonesian language." 

This study in contrast relies heavily on archival research 
in the presidential libraries, government repositories, and 
memoirs of U.S. and Indonesian chief policymakers. The 
research was conducted both in the United States and Indo- 
nesia, and consulted records in English and Indonesian. The 
materials consulted included the rich holding of the Harry 
S Truman Library in Independence, Missourti, the Dwight D. 
Eisenhower Library in Abilene, Kansas, the Kennedy Library 
in Boston, Massachusetts, the Lyndon B. Johnson Library in 
Austin, Texas: The Library of Congress in Washington, DC, 
and the National Archives II in College Parks, Maryland. 
Indonesian materials consulted were deposited at the Per- 
pustakaan Nasional (the National Library), Arsip Nasional 
(the National Archives), and the Center for Strategic and 
International Studies, all in Jakarta. The records reviewed 
included notes of National Security Council meetings, CIA 
reports, presidential correspondence, and correspondence 
between Washington and U.S. foreign missions. While many 
of these materials were published in the Foreign Relations 
of the United States series, many more remain unpublished. 

Despite the public availability of many records, a great 
number of the documents relevant to this topic remain 
classified, either partially or in their entirety. Indonesian 
governmental sources are freguently rare and guite difficult 
to obtain. Because of these limitations this study's assess- 
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